Introduction
The role of social science in policymaking is in its infancy. While scholars have long been used as advisors by politicians and government administrators, it has been on an individual rather than an institutional basis. The one exception has been the important policy, and indeed political role, of economics over the last 2 or 3 decades. Training in economics is now deemed essential for many governmental positions, and the advisory/ legitimating role of bodies such as the Council of Economic Advisors in the United States is an international phenomenon. But the most advanced application of economics in policymaking is in the field of development planning in Third World countries. While development planning does incorporate much of the unique political and social characteristics in each particular setting, it represents one of the few-perhaps the only-widespread policy applications of contemporary social science.
As development planning broadens its base to include more than traditional macroeconomic concerns, there is a growing awareness that other social sciences may provide useful contributions to a more holistic view of socioeconomic development. One such candidate for inclusion is demography, the study of population, its growth, distribution, and composition. The important links between economic development and population growth are the most obvious focus, but other demographic topics, such as urbanization and migration, the composition of the population by age and sex, and family formation, are also relevant to development objectives. In this essay, I review some of the prospects and problems of incorporating demography and demographic research into the process of development planning in Third World countries.
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(C) 1981 by The University of Chicago. 0013-0079/81/2903-0007S01.00 into the planning/policy framework. The first model, labeled "population planning," would stress the relevance of demographic theory and knowledge toward a few selected goals, the chief one being the reduction of fertility. An alternative model would claim that the greatest utility of demographic science lies in empirical population research which would not prescribe certain goals, but would measure progress along a variety of social and economic dimensions. While these two models are not completely mutually exclusive in practice, they do have quite different interpretations of the field of demography and its potential usefulness as a policy-relevant science. Before contrasting these two perspectives, I review the practice of development planning, with particular attention to the potential constraints that may affect the introduction of other social sciences, including demography, into the policy framework, Development Planning The Basic Model The basic objective of development planning is to bring some degree of coordination (and therefore control) to the elements that play important roles in the process of development. In non-centrally planned economies (my focus here) there is an assumed autonomy of private market processes. This means that goals are set for the private sector (often stimulated by incentives such as taxes, trade regulations, and subsidies), but the central focus is the planning of public sector activities. This includes the expansion of educational, health, and extension services and the construction of physical infrastructure throughout the country.
A textbook introduction would begin the development planning process with the fixing of the key economic objective over the life of the plan, for example, the expected average annual economic growth rate. The next step is to fit together the pieces of the macroeconomic framework that are necessary to achieve this objective. The economy is broken down into sectors, and resources, such as capital, labor, raw materials, and technology, are estimated and projected for the period of the plan. Specific objectives and projects are planned for each sector, depending upon the limitations of resources and their probable contribution to the economy-wide targets. Because objectives always exceed available resources and the capacity of the government to implement projects and programs, the technical refinements of planning mechanics do not resolve all the judgments that have to be made. The planner (or political leader) is forced to decide among competing priorities and to judge the probabilities of organizational effectiveness.
Out of the planning process comes a written document that states broad objectives and outlines the major lines of strategy to achieve them. The development plan is actually implemented in a series of discrete but, it is hoped, integrated programs and projects by various public and private agencies and enterprises. It should be remembered that careful preparation of a development plan does not necessarily guarantee its implementation. Administrative problems, political changes, and external events often modify the implementation of the original plan.
The Role of Theory and Empirical Research in Planning In order to gain entry into the practice of development planning, demography (and other social sciences) must demonstrate a theoretical or empirical utility that is missing from the conventional framework. But the judges of the potential relevance of other social sciences will be development planners, who are almost exclusively trained in the discipline of economics. This is likely to be a handicap because of the relative roles of theory and empirical research that inform the thinking of most development planners.
Theory is the strong suit of the discipline of economics, as it is of all well-developed sciences. Students are introduced to the neoclassical economic paradigm of supply, demand, and general equilibrium through familiar examples of the workings of the economy. The expected relationships between wage rates and unemployment and between savings and investment are learned and internalized by all those who are trained in the discipline. The basic tenets of conventional economic theory are elaborated by systematic deductive reasoning from certain key assumptions about economic motives and behavior and then illustrated with complex econometric models of how the economic system works. The result is that students of economics, including most development planners, have a great faith in the application of economic theory for public policy. This heavy reliance upon the standard economic theory may have several drawbacks: (1) it leads to a certain reluctance to consider alternative approaches and questions, (2) it tends to neglect inductive empirical investigation, and (3) it sometimes leads to the generalization of inappropriate economic theory to particular situations. These are not completely independent issues, and their combined effect may be greater than each single handicap alone.
By viewing the world, or even the determinants of economic development, through the prism of neoclassical economic theory, many salient factors are neglected. The social organization of a society, including the links between town and country, between economic enterprises and families, and between owners and workers are rarely interpreted as anything more than patterns of behavior that embody the "economic rationalism" of the market. To the extent that such patterns diverge from the expected, they are labeled (traditional, premodern) lation and application of development policy. The blinders in the development of policy occur by being unreceptive to other disciplinary approaches, by neglecting original empirical investigation, and by sometimes relying upon inappropriate economic theory. All of these factors present real obstacles to the introduction of demography into the development-planning framework.
Organizational Constraints Development planning is institutionalized as part of the public sector bureaucracy, and this makes for quite a different set of structural influences on research than those encountered in a university setting. Perhaps most significant is the sensitivity to political issues and influence. While many elements of development planning are technical in nature, the choice of priorities for public policy is usually external to the planning process.
Another constraint is that government agencies are rarely designed for long-term research.4 The transient nature of many of the staff in a government office, planning agencies included, is dictated by transfers, promotions, and study leaves. Thus, it is unlikely that a research question will be the focus of long-term inquiry. The short-term nature of the planning process is a corollary problem. The mechanics of plan construction, including data gathering, feasibility studies, projections, and drafting of the final document is a 6-12-month process. The intense pace of work during this period results in an amazing amount of output and accomplishment. But other priorities for the scarce talents of development planners and the urgency of deadlines preclude a long-term focus on research for planning purposes.
These pressures of work make it unlikely that new data are gathered or processed in the normal course of development planning. The long lag period between the planning of a census or survey and its availability plus the endemic problems in data processing make it difficult to consider alternative research strategies or questions. There is an almost natural tendency to do things as they were done before. This short-term focus and orientation of the development-planning process reinforces the reliance on economic theory and conventional wisdom at the expense of empirical research in the construction of a development plan. By the late 1960s, the fledgling family planning movement had gained sufficient legitimacy to be widely adopted as a public sector program in many developing countries. In part, this was supported by substantial financial assistance from Western nations and the United Nations. The expressed aims of such programs varied, some stressing lowered fertility levels to aid development objectives, others emphasizing maternal and child health goals.
One might conclude that the population problem had been recognized and a programmatic strategy-family planning programs-had been organized to deal with it, and there would be no need for additional policy debates over what to do. But concern about the population problem seemed to grow among many, especially as it appeared that fertility rates did not come tumbling down as some enthusiastic supporters had initially hoped. And even in cases where fertility rates were declining, skeptics would claim that the general forces of modernization were more important than the activities of family planning programs.
In fact, the family planning movement, as a response to the population growth problem in less developed countries, faced a number of critical questions from both within and outside the movement. Almost all of these questions were doubts that the modal family planning program In a surprisingly short span of time, this new interest in the development and application of population planning has generated a great deal of interest and activity. There have been foundation-sponsored conferences on the topic, extensive reviews of the theoretical and empirical literature on population policy, and evaluations of the extent to which population planning has already been incorporated into development planning.9 In for women. These two variables, female education and employment, have the strongest negative associations with fertility in a wide variety of empirical studies in less developed countries.17 But those seeking specific policy guidance on how much fertility reduction will be achieved by certain amounts and types of public investment will likely be disappointed.
Recent surveys of the policy implications of the theoretical and empirical knowledge have been rather pessimistic.18 The nub of the problem of the policy relevance of current knowledge is summed up by Bernard Berelson: "The operational thresholds are not known in the sense that given values of a threshold can confidently be said to lead to specified magnitudes of fertility reduction in a specified period of time; indeed, there is even debate as to whether thresholds exist in any sense useful to policy or accessible to empirical demonstration."1?
From these assessments, one must be somewhat skeptical that the science of population planning is far enough advanced to provide specific guidance in the manipulation of social structure to reduce fertility levels -at least in the terms of cost-benefit ratios that economists use to estimate the feasibility of specific projects.
One of the most widely discussed alternatives to family planning has been the introduction of governmental incentives or disincentives for higher fertility.20 The idea has been around since the early 1960s, at least, but has become a more credible policy alternative with actual applications in Taiwan21 and Singapore.22 The idea is to generate "demand" for family planning services by economically rewarding couples who are effective in planning small families (or penalizing those who want large numbers of children or are ineffective family planners). It is doubtful that these programs will have more than a minor effect upon fertility, but I am more concerned about the likely regressive nature of such redistributive programs. To the extent that population-planning programs contribute (or appear to contribute) to a widening of the considerable economic gap in developing countries, they will certainly cease to be thought of as part of (New York: Population Council, 1979) .
an effort at progressive social change. This seems to be a very questionable direction to take at a time when there is considerable debate over the presumed effectiveness of slower population growth on developmental objectives. It should be noted that with the increased attention on alternative policies of population planning, there is growing evidence that voluntary family planning programs do have significant effects on reducing fertility, independent of socioeconomic development.23 In fact, Caldwell claims that energetic and innovative family planning programs have not really been tried in most countries and that other policies which may be coercive should be postponed until it is shown that family planning programs do not work.24 From this brief survey of the policy relevance of demographic research, there does not seem to be an extremely strong case for the introduction of population planning (as an advanced policy science) into the development-planning framework. There seem to be weaknesses in arguing the case for population growth as a central problem of developing countries and even greater difficulties in providing specific advice to development planners who desire to reduce fertility within the scope of programs and projects of the normal development plan. However, there may be alternative uses of demography as an empirical science in the development-planning process.
An Alternative Model: Applied Demographic Research As discussed earlier, one ofthe weaknesses of conventional economic planning was its exclusive reliance on neoclassical economic theory and general neglect of original empirical research. The input of population planning, as described above, would simply enlarge these weaknesses to new substantive areas. While population theory in terms of the causes and consequences of fertility may be useful in some cases, it simply complements the heavy reliance on questionable theory in development planning.
An alternative model of the uses of demography in development planning would be a primary focus on the empirical bases of population research. In contrast with economics, most research in demography has been of an inductive variety, almost always empirical and quantitative. There are highly theoretical branches of demography, such as the stable population theory and the general theory of the demographic transition, but few empirical studies in demography are constrained by the heavy baggage of deductive theory. In fact, the common criticism of most demographic research is that it is merely descriptive of empirical reality or a set of empirical generalizations without sufficient theory to explain 23 And it may offer a significant contribution to the workings of development planning-not only because of its strong empirical focus which would fill a void in usual planning processes, but also because much demographic research would be relevant to developmental issues that are often ignored in conventional economic theory. I will illustrate these ideas with a brief overview of the content of typical demographic research and how this may relate to current developmental objectives.
Examples of Demographic Research
The training of demographers emphasizes the gathering, analysis, and interpretation of empirical data of human populations. Formerly, tradition pointed to census and vital statistics as the primary sources of data for demographic research, and cross tabulations as the typical technique of analysis. Limited as these sources and methods were, the prodigious volume of published research on fertility, mortality, migration, urbanization, and socioeconomic differentiation has largely informed our contemporary knowledge of these topics for all of the social sciences. But in the last decade or two, the increasing availability of sample survey data and the spread of sophisticated multivariate statistical models has widened the horizons of demographic research considerably. On such varied topics as social stratification, racial inequality, and women's labor force activities, the research of demographers has been at the frontier's edge of scholarship.
Two general patterns of demographic inquiry may be especially applicable to development-planning objectives, the study of social change and the study of inequality. Because of the natural occurrence of timeseries data on population topics (censuses, vital (and other) processes, the topic requires a more complex analysis, but one that is fairly straightforward in demographic research. Similarly health projects, job creation efforts, and rural development programs could be evaluated by examining the socioeconomic characteristics of the population before, during, and after the initiation of a project. There are numerous methodological problems inherent in such exercises, most notably the effects of exogenous social change, but the basic idea is a feasible one.
Discussion
One image of policy research is the situation where experts inform political leaders of the optimal strategies lo achieve certain goals. Such an .orientation presumes that scientific knowledge, either theoretical or empirical, provides an understanding of how the world works and how selective interventions might influence the process. think that economic theory may offer some guidance along these lines, but it is often stretched far beyond what is justified, especially in development planning. While demographic patterns of growth and distribution are intimately interwoven with developmental objectives, population planning-and the theory implicit in it-may not add a great deal of additional strength to the enterprise. While the need may be great, the assumptions of "expertise" rest on a rather shaky foundation.
On the other hand, applied demographic research as opposed to population planning seems to be a more appropriate contribution to the policy-planning process. In part, the greater value of demographic research is to promise less. The role is not one where experts provide concrete direction or policies to the policymaker-these are probably to be decided on political or external criteria. But rather the role of experts is a more modest one where salient information (data) on the real world is collected and interpreted in terms of national priorities. This would include evaluations of the effectiveness of current policies-in both economic and human welfare criteria, and advice on alternative strategies and policies. These would include both traditional macroeconomic objectives and a variety of other dimensions of socioeconomic welfare. The potential utility of demography-as applied to empirical research-seems to be far greater than the population-planning model for development planning in Third World countries.
